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Abstract
1
 
In the analysis of the usages of Europe in Portuguese reconciliation policies presented in this 
article, we found a general concordance / temporal sequence between EU and national level 
developments. In an overall context of limited policy change induced by the EU, the main 
actors using EU resources were political entrepreneurs: firstly, ministerial elites, and 
secondly, high-level officials either in government or in the independent bodies for gender 
equality. These actors used primarily cognitive and financial resources: the European 
Employment Strategy (cognitive usage), and EU funds (strategic usage), whereas legal 
resources were not used. Finally, cognitive usage occurred in the beginning of the reform 
process (the EU was reform initiator) whereas strategic usage took place to support existing 
goals during the reform process (the EU was reform supporter). 
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1. INTRODUCTION 
Along with an analysis of the evolution of Portuguese reconciliation policy, this article 
examines usages of Europe in this policy field (i.e. policies concerned with the reconciliation 
between paid work and private life) and is divided into two parts. The first summarises 
Portugal’s relationship to Europe, and its reconciliation policies regime. The second examines 
the usage of European resources and the role of Europe in the Portuguese reconciliation 
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reforms, with a particular focus on who used EU resources in national reforms, and how and 
why (for the typology used in this article see: Jacquot and Woll 2004). Put differently, this 
study examines both the degree of substantive policy change and Europe’s usages in 
Portuguese reforms. 
 
The argument presented is three-fold. First, after examining the usages of Europe in 
Portuguese reconciliation policies, a general concordance between EU and national level 
developments is found. Second, due to the high degree of centralisation in the Portuguese 
decision-making system, the national actors who used these resources were political 
entrepreneurs: ministerial elites and high-level officials either in government or in the 
country’s independent bodies for gender equality. They used primarily soft law and financial 
resources: the European Employment Strategy (EES) (cognitive usage), and EU funds 
(strategic usage). No use of legal resources was detected. Finally, cognitive usage occurred in 
the beginning of the reform process (the EU was reform initiator) whereas strategic usage 
took place to support existing goals during the reform process (the EU was reform supporter). 
 
This article draws on a variety of sources for its empirical material. In particular, this research 
drew on qualitative analysis of the existing literature, primary and secondary sources, such as 
EU and national official documents and European Industrial Relations Observatory (EIRO) 
reports and evaluations. Moreover, 25 semi-structured interviews with key policymakers 
(ministerial elites, policymakers, academics, national experts, and delegates in EU 
institutions) were conducted between March and May 2010. Although a variety of methods 
was employed in order to achieve triangulation (see Denzin 1970), the main method used in 
the article is process tracing (see Checkel 2005).  
 
2. PORTUGAL AND EUROPE: MIND THE GAPS  
 
This part of the article discusses Portugal’s relationship with Europe, and the degree of 
fit/misfit between its reconciliation policies and EU resources. Regarding the former, three 
key variables − public opinion, using data from Eurobarometer surveys, the Portuguese 
government’s perceptions of the EU and its social policy initiatives, and patterns of 
transposition of EU Directives − are examined. Concerning the latter, Portugal’s care regime 
vis-à-vis EU resources is analysed in some detail. 
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2.1 Portuguese attitudes towards Europe: disillusioned public, Europhile elites. 
Since the inclusion of Portugal in Eurobarometer studies in 1985, and until 2001, three main 
facts stand out from the results (Lobo 2003: 100-103). First, Portugal had one of the highest 
rates of non-response – a fact that can be interpreted either positively as a sign of ‘permissive 
consensus’ (Bacalhau 1993: 182) or negatively as a sign of apathy and hostility towards the 
national political system and the EU. Second, those who responded were quite positive 
towards the EU during that period, Portugal was always in the top five countries regarding 
positive perceptions of the European Union and the impact that EU membership had had on 
the country’s development. The peak (82 per cent) of positive perceptions of Portugal’s EU 
membership was documented in 1991, but decreased considerably to around 67 per cent  by 
1997, and remained relatively stable until 2001 (Lobo 2003: 102). After 2001, positive 
Portuguese attitudes towards EU membership decreased further: in 2003, they fell to 
approximately 57 per cent and remained relatively constant until 2008 (Eurobarometer 2008). 
The third fact worth noting is that even though the Portuguese public has limited information 
regarding EU institutions, it trusts them more than national ones. Finally, throughout 1986-
2008, Portuguese respondents, along with their Italian counterparts, remained the most 
dissatisfied with their life, their national political system, their national welfare state, and 
their country’s economic situation. This pessimistic trend was exacerbated further after the 
economic crisis of the 2000s and the decade of economic turmoil that followed. 
 
Nonetheless, Portuguese elites view EU membership very positively, much more so than the 
Portuguese public, creating a significant mismatch between them (cf. Hooghe and Marks 
2009). In addition, all Portuguese governments have had very similar positive views 
regarding the EU (Pizarro 2003: 5) and made similar levels of effort to catch up with the 
developed EU core members, while respecting the European Social Model (Pizarro 2003: 
19). However, there was some nuanced differentiation between the Socialist (PS) 
governments (1995-2002 and 2005-2010) and Barroso’s centre right (PSD-PP) government 
(2002-2005) with regard to reconciliation policies. Firstly, the latter had a more ‘familialistic 
policy perspective’ (Wall and Leitão 2008: 294) as the minister of employment was a member 
of the conservative People’s Party, the ideological foundation of which was based on 
Christian Democracy. Hence, the government was quite sceptical towards the EU's 
reconciliation policy.
2
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Method of Coordination (OMC) on employment and social protection, inputting into key 
decisions regarding the EU’s social and economic coordination (Cadeiras 2004: 1). In 
contrast, the Barroso government viewed the OMC as a bureaucratic burden of low - if any - 
value for Portuguese employment policy
3
. Thus, this article will test the following 
hypothesis: until 2001, when both elites and public opinion favoured Europe and its policies, 
the usages are expected to be both positive and explicit; subsequently, when public opinion 
became more critical of the EU and the Barroso government was sceptical of the EU’s 
reconciliation policy, no usage or a denial of usage is expected. In contrast, after 2005 the 
pro-reconciliation Socialist government is expected to use more European resources in 
national reforms but in a more subtle fashion than during its previous term in office. 
 
2.2 Portugal’s adaptation to EU social directives: between ‘neglect’ and ‘dead 
letters’ 
 
In the famous ‘worlds of compliance’ typology (Falkner et al. 2005), Portugal belongs in the 
‘world of neglect’. In this type, neither political nor administrative elites adhere to the norm 
of compliance with EU law (ibid: 325). More recently, Falkner and Treib (2008) renamed this 
type the ‘world of transposition neglect’, and added the ‘world of dead letters’ to their 
typology. In that type, despite the quick transposition of EU directives, they are not 
systematically enforced and implemented. Therefore, the impact of EU directives on national 
policy is doubtful. These two worlds share one key characteristic: compliance is often 
superficial, since shortcomings in enforcement and application are quite common. Although 
Falkner and Treib (2008) try to address this conceptual inconsistency by arguing that 
enforcement and application problems are not the defining characteristics of the world of 
transposition neglect, this cannot be said for Portugal, since its typical procedural pattern 
during the transposition stage was neglect, along with significant enforcement and application 
problems (Falkner et al. 2005: 275). Consequently, Portugal appears to combine the 
characteristics of both the world of transposition neglect and that of dead letters: namely 
inactivity / negligence during transposition, and problematic enforcement and application of 
EU social directives. 
 
2.3 The Portuguese care regime: A Southern outlier? 
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The key feature of the provision of social care in Portugal is its ‘privatisation’ to family 
members, a characteristic shared by all Mediterranean EU Member States (Daly and Lewis 
2000: 289). In addition, concerning both child and elderly care, Leitner (2003: 359) classified 
Portugal in the ‘implicit familiarism’ type, that is, a country that ‘neither offers de-
familisation nor actively supports the caring function of the family through any kind of 
familialistic policy’. The family remains the principal provider of care as there is no 
alternative provision of care. Thus, there is an implicit reliance on family for the provision of 
care (ibid). However, Portuguese parental leave arrangements and childcare facilities (two of 
Leitner’s indicators) have significantly improved since Leitner’s study. Since 1999, Portugal 
has been providing voluntary paternity leave (5 days with 100 per cent income replacement), 
which became obligatory in 2004. Maternity leave was provided for 18 weeks at a 
replacement rate of 100 per cent until 2007 and was recently reduced by 1 week (Moss and 
Corinthus, 2008: 296). Likewise, compared to the mid-1990s, coverage by formalised 
childcare, both for children aged 0-3 and for children aged 3-6 years, doubled by 2005. This 
dramatic change was a result of the significant expansion of care facilities since the end of the 
1990s. Despite this significant improvement, however, childcare facilities were still 
insufficient to meet working parents’ needs within and beyond school hours (EWCO 2005: 
6). The occupation rates of these childcare facilities’ were very high (90 per cent) and most of 
them were full – particularly for the 0-3 group (OECD 2004). Moreover, data showed that 
coverage by existing facilities remained low. In particular, in 2001, only 15.4 per cent of the 
0-3 group were provided with childcare facilities (crèches and nannies), while coverage for 
pre-school education (3-6) was around 76 per cent in 2002-03 (EWCO 2005). In addition, 
private childcare services sometimes charge fees that are too high for Portuguese families, 
thus creating a significant problem for the family budget (Portugal 1999: 241). Nonetheless, 
it should be stressed that the majority of childcare facilities are owned by the large non-
governmental sector, which is largely funded by the Catholic Church. Indeed, Portugal is an 
exception in the EU concerning the size of the non-profit ‘third’ sector − which is neither 
public nor private − in the provision of childcare services4. 
 
Unsurprisingly, the family is still crucial in providing childcare in Portugal – especially for 
the 0-3 group: almost 90 per cent of children aged 0-3 are cared for by their families 
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(especially by grandmothers, see Cousins 2000: 117) or in informal care arrangements 
(usually provided by cheap immigrant labour), and only 12 per cent of this group attend some 
form of regulated full-day crèche. The mystery of high female employment rates and low 
childcare provision has puzzled researchers who have not found a definite answer to this 
paradox. Some authors suggest that Portuguese families either leave their children alone at 
home or take them to their workplace (EWCO 2005, Torres 2009: 48) whereas others have 
questioned the reliability and/or comparability of data on Portuguese childcare facilities 
(Bettio and Plantenga 2004: 101). Surprisingly, qualitative evidence shows that Portuguese 
families, despite putting more pressure on women to provide childcare, combine all available 
care options, thus transcending the care/welfare typology, as their choices follow more socio-
economic factors than a national model or culture (Larsen 2004). Nonetheless, childcare 
provision improves significantly as children grow up, as 60 per cent of children aged 3-6 
attend kindergartens, with coverage rising to 90 per cent for those aged 5-6 years and the 
average coverage for the entire 3-6 group being 76.3 per cent (OECD 2006). Moreover, 
family provision is highly feminised. Although working hours are gender balanced (around 9 
hours per day for men and 8 hours for women), household and family work are not: 
employed men spend around 1.5 hours per day in unpaid work, whereas employed women 
spend 4 hours (Perista 2003). 
 
Table 1: Percentage of children (0-3) cared for only by their parents 
 2005 2006 2007 
EU 25 51 52 46 
Portugal 27 23 37 
Source: EU-SILC 
 
Table 2: Percentage of children (3-5/6) cared for only by their parents 
 2005 2006 2007 
EU 25 12 11 10 
Portugal 27 12 11 
Source: EU-SILC 
 
Table 3: Portuguese participation rates in education and care facilities, as percentage of 
the child population 
Age 0-<3 Age 3-5/6 Age 0-5/6 
22% 75% 65% 
Source: Eurostat 
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Finally, Portugal has had traditionally low unemployment rates and high employment rates 
for all groups of the workforce. Female full-time employment has been one of the highest in 
Europe and almost twice as high as in other Southern European counties. In addition, rates of 
part-time work for both women and men have been low, a feature that has differentiated 
Portugal from other European countries in two ways: firstly, in Europe high female 
employment participation is associated with high female part-time work; secondly, in 
Southern Europe female employment is traditionally high in the informal economy or inside 
the house. Nonetheless, a large percentage of the workforce − even by Southern European 
Standards − and especially women are employed in low-skill jobs (Katrougalos and Lazaridis 
2003: 55). Finally, since 2001, the Portuguese economy has entered a long period of 
recession which has resulted in higher unemployment for everybody, especially for women 
who, despite maintaining relatively high employment levels, have suffered from a higher 
unemployment rate than men. 
 
Table 4: Portuguese and EU Employment Rates (1997-2008) 
 
 
 
 
 
 
 
Source: Eurostat 
Table 5: Portuguese Unemployment Rates (1997-2008) 
 1997 2003 2008 
Total 6.7% 6.4% 7.7% 
Males 8.8% 7.3% 6.7% 
Females 7.6% 7.3% 9.0% 
Source: Eurostat 
 
Portuguese female employment rates were thus higher than the Lisbon goal of 60 per cent, so 
there was no misfit between Portugal’s performance and the EU’s benchmarks. Similarly, 
there was no misfit concerning Portuguese paternity leave arrangements, since there is no EU 
directive on paternity leave. Likewise, the EU recommendation for incentives for men to take 
 1997 2003 2008 
Portugal  
Total 65.7% 68.1% 68.2% 
Males 75.5% 75.0% 74.0% 
Females 56.5% 61.4% 62.5% 
EU-27 
Total 60.7% 62.6% 65.9% 
Males 70.0% 70.3% 72.8% 
Females 51.4% 54.9% 59.1% 
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up parental leave included in the Commission’s 2006-2010 Roadmap for Equality between 
men and women (Jacquot et al. 2011) did not create misfit as Portugal had already made 
paternity leave obligatory in 2004. Hence, no references to or usages of Europe are expected. 
The misfit between Portuguese and EU standards of maternity and parental leave was also 
minimal. However, the Barcelona targets of providing childcare for at least 90 per cent of 
children aged 3-5/6 and at least 33 per cent of 0-3 year olds created a significant misfit. Given 
that in the last two cases Portuguese standards were lower than the EU ones, it is expected 
that domestic actors who want to promote reconciliation policies will use EU resources, and 
that references to Europe will be positive during the national reform processes in order to 
reduce this misfit between EU and Portuguese policies. 
 
3. THE SEQUENCE OF REFORMS, AND THE USAGES OF EUROPE: SOFT 
LAW IN THE DRIVING SEAT? 
 
This section discusses the main Portuguese reconciliation reforms and the usages of Europe. 
It is argued that there is a general concordance between EU and national level developments. 
In addition, the national actors who used these resources were ministerial elites and high-
level officials either in government or in the country’s independent bodies for Gender 
Equality. The EU resources used were primarily cognitive and financial: the European 
Employment Strategy (cognitive usage), and EU funds (strategic usage). Cognitive usage 
occurred in the beginning of the reform process (the EU was reform initiator) whereas 
strategic usage took place to support existing goals during the reform process (the EU was 
reform supporter). Finally, legal resources were not used, as domestic compliance (where 
existent) was initiated by the Commission; as a result the EU acted as reform initiator. 
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Table 6: Portuguese policy evolution 
 
Policy goals Policy domains Policy instruments 
1986-1995 
Reconciliation almost non-
existent  
Gender Equality Policy 
(anti-discrimination and 
equal treatment) 
Laws, social pacts: doubtful 
implementation (especially in 
private sector).   
1995-2000 
Reconciliation to improve 
women’s situation  
Gender Equality Policy 
(anti-discrimination and 
equal treatment) 
Parental Leave 
Care facilities 
Reform of maternity leave 
Care facilities’ (childcare and 
elderly) expansion. 
2000-2008 
Reconciliation to promote 
employment, activation and 
economic growth  
Gender Equality Policy 
(anti-discrimination and 
equal treatment) 
Parental leave  
Care facilities  
Introduction of paternity leave 
Care facilities’ (childcare and 
elderly) expansion. 
 
3.1 Legal resources: ignored or unnecessary?  
 
Although Portugal had to transpose the relevant EU directives, national actors (mainly the 
Minister of Labour) made few usages of EU legal resources in the numerous legislative 
reforms of equal pay and leave arrangements. Moreover, Portuguese actors did not actually 
use the EU’s legal resources because the EU Commission initiated the transposition process 
with the use, or the threat of, the infringement procedures. Subsequently, the Minister of 
Labour implemented the corresponding legislative reforms to avoid any penalties. Portuguese 
governments justified reforms by invoking the need for compliance with EU law. The EU 
obliged Portuguese governments to initiate reforms, and hence, it acted as reform initiator. 
Finally, the overall importance of the EU’s legal resources should not be overstated, as 
Portuguese law mainly provided higher standards than EU directives. 
 
To begin with, when Portugal joined the EU in 1986, the only EU resources on reconciliation 
were the directives on equal pay (see Jacquot et al. 2011). However, Portugal did not face a 
significant ‘joining the club effect’ as its legal system was already in agreement with the EU 
standards. Firstly, the 1976 Constitution (Article 59) explicitly prohibited pay discrimination 
based on gender. Secondly, this principle was fully implemented in 1979 (Decree Law 392) 
with one of the most progressive equality laws (see Threlfall 1989: 228-229). Both pieces of 
legislation were the result of small yet activist women’s organisations (Barbosa 1989: 478). 
However, the application and enforcement of equal pay legislation concerns only the public 
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sector -where equal pay is the rule- as the private sector gender pay gap remains high as in 
2007 it amounted to 22.4% for gross monthly earnings (Eurofound 2009). Nonetheless, 
because to the The overall pay gap, as seen in Table 7,. 
 
Table 7: Portuguese gender pay gap in public and private sector
5
 
 1995 2000 2007 
Private 25 28 : 
Public -12 -17 : 
Total 5 8 7 
Source: EU-SILC 
Table 8: Portuguese gender pay gap
6
 using comparable structure of earnings survey 
estimates - 2002-2008 
 2002 2006 2008 
Portugal  : 8.4 9.2 
EU-15 : 18.7 : 
Source: EU-SILC  
 
Furthermore, Portugal changed maternity leave legislation in the first half of the 1990s in 
order to comply with the requirements of EU Council Directive 92/85/EEC on the protection 
of pregnant workers (Math and Meiland 2004). However, maternity leave in Portugal 
exceeded the 14 weeks required by the directive: it was provided for 18 weeks at a 
replacement rate of 100 per cent (Wall and Leitão 2008: 291). Likewise, Portuguese law was 
more favourable than the Parental Leave Directive (96/34/EC) (Math and Meiland 2004, 
Moss and Corinthus 2008: 104), with the exception of the provisions concerning adoption 
(Cristovam 1999). Nevertheless, this directive constitutes a prime example of national actors 
not using the EU’s legal resources: Portugal had to be warned by the Commission that it 
faced infringement proceedings, and it was this threat which led to the establishment of 
parental leave policies (Lewis and Haas 2005: 349). Subsequently, voluntary parental leave 
was introduced in 1999, and it only became compulsory in 2004 (Wall and Leitão 2008: 296). 
As a result, the EU again functioned as a reform initiator. 
 
3.2 Cognitive and political resources: the main game in town? 
                                                          
5
  Difference between men’s and women’s average gross hourly earnings as percentage of men's average 
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6
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gross hourly earnings (for paid employees). 
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Since 1998, in response to the EES guidelines and country specific recommendations, 
Portugal has introduced many policy measures in order to improve the reconciliation of work 
and family. It is important to note, however, that the EU was not the only external source of 
such resources for Portuguese policymakers, as reconciliation gained momentum in Portugal 
with the UN’s 1995 ‘Beijing Platform for Action’ on gender equality. This latter was the 
earliest and most prominent external resource for national actors until its replacement by the 
EES. As both processes are voluntary for national actors, the incumbent governments’ 
preferences (understood mainly as their ideological orientation towards gender equality) were 
the main variable that determined the usage of European resources. The introduction of new 
external resources in the mid-1990s coincided with the election of a pro-gender equality 
Socialist (centre left) government (1995-2002) which used European resources to promote 
and enrich its own agenda. The usage of European resources decreased after the formation of 
the centre-right coalition government of the PSD-PP (2002-2005) which − as mentioned 
above − had a more ‘familialistic policy perspective’ and was very sceptical of the OMC and 
EU reconciliation policy. After 2005, when the Socialists returned to power, national actors 
used these resources to promote and legitimise their own agenda of expansion of care 
facilities. 
 
The first major development of the 1990s that aimed to improve the Portuguese reconciliation 
regime was the ‘Global Plan for Equality of Opportunities’, approved by the Portuguese 
government in March 1997. This plan was Portugal’s response to a specific recommendation 
in the Beijing Platform for Action; the concordance between the UN agenda and the 
government’s pre-existing commitment to gender equality promotion led to the first 
comprehensive programme on gender equality promotion. The importance of the Beijing 
Platform for Action for the adoption of the ‘Global Plan’ for gender equality was paramount 
since, as Portugal (1999) has argued, Portuguese governments have traditionally expressed 
their commitment to welfare and family policy without implementing concrete policy 
measures. The plan included 51 measures grouped under seven main objectives – the fourth 
being the reconciliation of work and private life (CEDAW 1999: 9). This objective was 
promoted through sensitisation campaigns
7
, the introduction of new ways of organising 
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working hours, flexibility in working schedules, and the creation of care facilities for 
dependants (children and the elderly). 
 
Since its launch in 1997, the EES has replaced the UN’s Beijing Platform, and Portuguese 
governments have used the EES to promote the reconciliation of work and private life along 
the lines of the Global Plan. The structure of the first Portuguese National Action Plan for 
employment in 1998 mirrored the four-pillar structure of the EES. It included a broad range 
of measures which supplemented and extended programmes aimed at updating family 
services,
8
 gradually cultivating the emergence of a new vision regarding care services 
provision to families with financial difficulties. The concept of a support network, that is, of 
care services targeting both dependent elderly persons and unemployed women, was a prime 
example of this new approach to reconciliation policy (Guerreiro 2000: 2). It also contained 
the elaboration of codes of good practice in companies, vocational training, and an extension 
of the pre-school network. Furthermore, as a response to the Council’s recommendations,  the 
PS government introduced the second National Equality Plan, which covered the period 
2003-2006, and included ‘100 commitments for family policy’. Its implementation was 
essentially the responsibility of two bodies: the Commission for Equality and Women’s 
Rights and the Commission for Equality in Work and Employment (Pizarro 2003: 7). 
However, the plan remained mostly on paper, as the level of implementation was extremely 
low (Rubery et al. 2005: 73). The main reasons for this stalemate were political instability 
(see Freire and Lobo 2006: 582-583) and the preferences of Portuguese governments during 
the period 2002-2005, who were not such strong supporters of reconciliation of family and 
work life as their predecessors. As a result, the aforementioned gender equality bodies 
responsible for the plan’s implementation were practically inoperative (Rubery et al. 2005: 
181). This period of instability and antipathy scepticism towards the EES ended in 2005 
when the Socialist Party obtained its largest electoral victory, achieving an absolute majority 
of parliamentary seats for the first time in the party's history (Freire and Lobo 2006). After a 
long delay, new heads were appointed in 2006 for the two previously mentioned 
governmental gender equality organisations. Some progress has since been made and this has 
been subject to an independent external evaluation in 2007 (Rubery et al. 2006: 34). 
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  Two of the most important programmes were the Iniciativas Locais de Emprego (local employment 
initiatives) and the RIME programme (Regime de Incentivos às Microempresas – micro-enterprise 
incentive scheme). Of the 4,000 jobs created between 1997 and 1999 under these initiatives, about one 
third have been in the field of family services or related activities (Guerreiro 2000: 2). 
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In addition, the Barcelona targets (set at the 2002 Barcelona European Council) became of 
paramount significance for the reform of childcare provision. Accordingly, the government 
introduced its first quantitative targets regarding childcare facilities in the 2001 National 
Action Plan (NAP), which had to be reached by 2006: access to pre-school education was to 
be provided to all 5 year olds and to 75 per cent of 3-4 year olds, 1,800 classrooms had to be 
built and at least 100,000 children aged up to 3 were to attend day nurseries. Moreover, 
Portugal extended the opening-hours and days of pre-school institutions in order to ensure a 
functioning scheme and a flexible timetable adequate for family needs (Resolution no. 19 
130/2002), and updated its Pre-School Education Expansion and Development Programme 
(Decree-Law no. 342/2003, of 24th of April). The Portuguese government also regulated the 
access regime and working rules of the financial support system for the pre-school education 
establishments of Lisbon’s Social Solidarity Private Institutions. In addition, the improvement 
of crèches was promoted by measures aiming to make their opening-hours more suitable 
through the implementation of the positive differentiation principle by the Social Solidarity 
Private Institutions (Cooperation Protocol of 2004), under which, the more children a family 
would have, the highest the priority in receiving care would be. Finally, the provision of 
support for unemployed workers’ childcare expenses represented a complete departure from 
traditional public support for childcare, which tended to direct support to institutions rather 
than families. 
 
The 2005 election and the change of government marked a significant shift in Portugal’s 
efforts to promote the reconciliation of work and family life, and in the extent to which 
European resources were used. Portuguese policymakers referred to the Council’s country-
specific recommendations on Portugal’s care facilities9 in the 2006 National Reform Plan 
(NRP), which introduced three new programmes aiming to promote the reconciliation of 
work and private life by alleviating the burden on women of helping dependants (NRP 2006). 
The ‘Enlargement Programme for the Social Amenities10 Network’ stipulated effective 
planning for territorial needs and encouraged investment through partnerships ‘between the 
                                                          
9
  Taking measures to combat the factors leading to differences in salaries between men and women in the 
private sector and increasing the availability of structures to care for children and other dependants, and 
their accessibility in terms of price. 
10
  Social amenities are all kind of facilities and/or organisations 
(care/sports/health/charity/educational/community centres, etc.) that  may contribute to the reconciliation 
of work and private life by providing various activities to dependants, and therefore, alleviating women 
from their care duties.  
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social sector, local power, and the business/private sector’ (NRP 2006). The aim of this 
programme was to improve living conditions for the elderly and the disabled by furthering 
their autonomy and integration levels. The ‘Support Programme for Investment in Social 
Amenities’ (Order in Council no. 869/2006, 29 August) encouraged investment in social 
amenities that supported private initiatives in order to increase the capacity of care facilities 
to accommodate dependants. Finally, the ‘Network of Integrated Continued Care’ aimed to 
boost the creation of units providing continued healthcare and social support teams for the 
elderly, operating at the community level. 
 
Moreover, the PS government expanded the Network of Community Proximity Services that 
was made up of a group of services and social amenities which provided social support and 
targeted individuals’ and families’ specific needs. It also extended primary schools’ opening 
hours − children were required to be in school from 09:30 to 17:30 − aiming to assist women 
in balancing their work and care requirements (Rubery et al. 2006: 137). In addition, the 2006 
NRP introduced new targets regarding the provision of care to dependants that had to be 
achieved by 2009: a 50 per cent increase in the number of crèches to 31,161 units (meeting 
the Barcelona pledge for childcare facilities for at least 33 per cent of children aged 0-3); 
employing 19,000 new staff in care facilities for the elderly; and making 6,000 more places 
available in facilities in the continued integrated care network (a goal to be reached by 2008), 
and 1,850 additional vacancies in facilities for the disabled by 2009. The government used 
the Barcelona targets to promote its agenda and mobilise the country’s bureaucracy, ‘as 
meeting the EU target was important for the country’s reputation’11. Overall, in the area of 
care provision, successive Portuguese governments used (EES) resources to strengthen the 
provision of care services in order to promote the reconciliation of work and family for 
women and men. However, the PS governments made more references to Europe and greater 
use of cognitive resources − especially the EES − and introduced significantly more measures 
than the PSD-PP government. 
 
3.3 Financial resources: paying for reconciliation? 
 
Portugal has received significant economic support from EU Structural Funds. Part of this 
funding aimed to promote the reconciliation of work and private life. EU financial resources 
                                                          
11
  Interviews with bureaucrats responsible for care facilities, experts on gender equality, and experts on 
family policy. 
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were used in two ways: on the one hand, to support the implementation of certain measures 
inspired by cognitive resources, thus creating a synergy between these two kinds of 
resources; on the other hand, as stand-alone EU-financed programmes. With regard to the 
first category, Portugal used financial resources from the European Fund for Regional 
Development (EFRD) for the implementation of the UN’s Beijing Platform for Action 
recommendation regarding new care facilities for dependants. Notably, the preamble of the 
Council of Ministers’ resolution approving the plan included no references whatsoever to 
external resources. Consequently, the usage of European resources in this reform was 
strategic with the aim of financing a clearly defined policy measure. 
 
In contrast, in the post-EES period there were specific references to Europe’s financial 
resources in the NAPs/NRFs. According to the authors of the 2001 NAP, there was a synergy 
between European political and financial resources, since the 2001 childcare targets emanate 
from: 
‘the guidelines for the EU employment policy for 2001, from the Commission’s 
remarks and from the recommendations to Portugal as per the Joint Report 
regarding the carrying out of the NAP in 2000 and from the structure and 
measures included in the new Community Support Framework (CSF) (2000-
2006) which, because it identifies a large part of the financial support of the NAP, 
exerts a strong influence on the range of instruments available for its carrying out’ 
(NAP 2001: 8). 
 
In this respect, the majority of measures promoting reconciliation under the auspices of the 
3
rd
 CSF were included in the 5
th
 axis of the Operational Programme for Employment, 
Training and Social Development (OPETSD), funded by the EU Structural Funds. One such 
measure was implemented in 2002, when financial incentives were provided to employers 
who intended to promote innovation in the organisation of working conditions in order to 
facilitate the reconciliation between professional and family life for women and men. In 
addition, during the PSD-PP government term in office, gender equality organisations 
implemented twenty-six programmes promoting gender equality and reconciliation during the 
financial year 2003 (CEDAW 2006: 14). Furthermore, during the period 2003-2006, a 
network of NGOs offering technical and financial support was set up under the OPETSD, 
implementing 68 projects for the reconciliation of work and family for both sexes. The 
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majority of these programmes aimed at changing social stereotypes, via awareness 
campaigns, in both the public and the private sectors (CEDAW 2008: 15).  
 
The second category of financial resources (stand-alone programmes) included numerous 
EU-funded measures aimed at promoting the reconciliation of family and work. For instance, 
Portugal’s participation in the EU’s Fourth Medium-Term Community Action Programme on 
Equal Opportunities for Men and Women (1996-2000) included many projects that promoted 
reconciliation measures and reforms (CEDAW 2001). For example, the project ‘For an Active 
Society’, which was funded by the European Commission and promoted by the NGO 'Gräal' 
along with Portuguese and European NGOs, sought innovative ways to reconcile  work and 
family for both sexes. These solutions were published and discussed in numerous public 
hearings (CEDAW 1999: 11). Finally, the Community initiative EQUAL (2000-2006) 
financed numerous programmes that promoted reconciliation for both sexes (CEDAW 2008: 
39)
12
. These measures were mainly intended to raise awareness regarding gender equality and 
reconciliation (EIRO 2006: 48). Hence, after 1997, a mix of cognitive and strategic usages is 
observed. Finally, in those cases where financial resources were used, the EU operated as 
reform catalyst/supporter. 
 
Table 8 summarises the Portuguese usages of Europe. Although all resources were relevant 
for domestic reforms, the most important were cognitive and financial ones, whereas legal 
resources were the least important. Although all governments used EU resources, the PS 
governments did so much more frequently than the PSD-PP one. Positive strategic usage was 
the most frequent type of usage, whereas cognitive usage was the most important in terms of 
agenda setting. Finally, the EU acted mostly as a reform innovator/initiator and reform 
catalyst/supporter. 
 
Table 9: Portuguese Usages of Europe 
 
EU resources 
Actors who used 
EU resources 
Type of Usage EU role 
                                                          
12
  Equal’s total budget for Portugal was €116.809.622 and only 12.4 per cent (€14.380.700) was devoted to 
equal opportunities. Source: http://ec.europa.eu/employment_social/equal/mainstreaming/ma-
portugal_en.cfm. 
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Legal Resources 
Governments 
(centre-left) 
No direct usage
13
 
(need to comply) 
Reform enforcement agent 
Budgetary/Financial 
Resources 
Governments (all) Positive Strategic Reform catalyst/supporter 
Cognitive/Political 
Resources 
Governments and 
gender equality 
organisations 
Cognitive and 
Positive Strategic 
Reform innovator/initiator 
 
4. CONCLUSIONS 
 
National actors in Portugal (ministerial elites and high-level officials either in the executive 
or in the country’s independent bodies for gender equality) used a variety of European 
resources in their reforms to promote the reconciliation of work and private life, with 
cognitive and financial resources being the most important ones. Hence, Europe played a 
significant role in the promotion of the reconciliation of work and private life and in 
incrementally changing overall Portuguese reconciliation policy. Over the years, as different 
EU resources became available to domestic actors in Portugal, the usages of Europe evolved: 
at first, there was no usage (of legal resources); subsequently, usage was significant but 
remained confined to the ESF/CSF funds (financial resources); however, after 1997, with the  
EES and the Lisbon Summit, the beginning of the new Structural Funds’ Programming 
Period, and the introduction of the Barcelona childcare targets (cognitive resources), usages 
of Europe became more frequent and included a combination of cognitive and financial 
resources.   
 
Since there was no misfit between EU and Portuguese law when Portugal was preparing for 
EU membership, there was no conditionality or ‘joining the club’ effect and, consequently, 
national actors did not use EU resources (the directives on equal pay). Second, although the 
intensity of usage and references increased in the 1990s, after the early 2000s the usages of 
and references to Europe decreased (Cadeiras 2004, Pizarro 2003) in line with the decreasing 
support of the elite and public opinion (see section 2.1 above). In addition, centre-left 
governments used more European resources and made more references to Europe than the 
centre-right ones; the fact that the latter were not in favour of the EU’s reconciliation policy 
leads us to confirm the hypothesis regarding the significance of the role of elites’ views for 
                                                          
13
  Domestic actors had to comply with the EU directives so they did not really used EU resources. 
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the extent of the usages of Europe. Finally, when the misfit between EU directives and 
Portuguese law was small there was no genuine usage of European resources.  Likewise, in 
the case of female employment, there was no usage due to the close fit between national 
female employment rates and the EES’s benchmarks. In contrast, the significant misfit in the 
case of childcare coverage led to the combined and extensive usage of European (political 
and financial) resources. 
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